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INTRODUCTION 


On May 6, 1993, the Minister of Transportation announced that the Government 
of Ontario will introduce a graduated licensing scheme for all new drivers. By a 
motion of the House on August 3, 1993, the draft amendments to the Highway 
Traffic Act and its regulations, which would establish this new system, were 
referred to the Standing Committee on Resources Development to seek public 


comment. 


After advertising in all of Ontario’s daily newspapers, the Committee held public 
hearings from September 7 to September 16, 1993, in Toronto, Ottawa and St. 
Catharines. During the course of these hearings, the Committee heard from 
numerous groups and individuals, including representatives from driving schools, 
driver educators, transportation research and safety organizations, automobile and 
motorcycle associations, the insurance industry, police associations, medical 


professionals and private citizens. 


Following the completion of public hearings, the Committee met in closed session 


to consider the submissions made to it, and to draft this report. 


The Committee would like to thank the staff and officials of the Ministry of 

Transportation for their expert assistance and their cooperation throughout the 
Committee’s deliberations on graduated licensing. In addition, the Committee 
would like to acknowledge the assistance of its support staff: Tannis Manikel, 


Clerk of the Committee, and Andrew McNaught, Research Officer. 


Finally, the Committee would like to express its support for the process adopted to 
consider this issue. In particular, the Committee believes that referring draft 
legislation to a committee, rather than legislation which has received second 
reading in the House, promotes a non-partisan and cooperative atmosphere in 
which a committee can function effectively. In addition, such a process enhances 


the integrity of the committee’s work, as well as the integrity of the legislative 
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process as a whole. The Committee suggests that more issues be dealt with in this 


way. 


OVERVIEW 


In support of the proposed graduated licensing system, the Ministry of 
Transportation presented the Committee with compelling evidence that new drivers 
need to be more thoroughly prepared before they are given full driving privileges. 
Ministry statistics show that motor vehicle accidents are the leading cause of death 
in Ontario of people between the ages of 16 and 24, and are a significant cause of 
death of Ontario residents under the age of 45. Ministry statistics also show that 
all new drivers, regardless of age, are more likely to be involved in a motor 
vehicle accident than experienced drivers. It was also pointed out that safety 
experts have concluded that new drivers need two to five years to develop 


adequate skill and judgment to avoid collisions. 


Having examined a number of ways to reduce the risk of collision for new 
drivers, the Ministry concluded that the most effective system in this regard is a 
graduated licensing system, a system in which new drivers gain driving experience 
in a low-risk environment. The Ministry found that, in those jurisdictions that 
have adopted a graduated licensing system, new driver collisions were reduced by 


about 10%. The Ministry believes similar results could be expected for Ontario. 


Under the proposed graduated licensing system, new drivers would be required to 
complete a two-stage process in which they acquire driving privileges as they gain 
experience. To obtain a Class G licence - the licence needed to drive a passenger 
car, van or small truck - a new driver will have to go through "Level One" and 


then "Level Two". To enter Level One, a new driver must: 


® be at least 16 years of age; 
e be medically fit to operate a Class G motor vehicle; 


e pass a vision test; and 
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e Pass a written test of their knowledge of the rules of the road. 
Level One will last for a period of 12 months. This period can be reduced to 


eight months if the new driver successfully completes an approved driver 


education course. 


Drivers in Level One will be subject to a number of restrictions. Specifically , 


Level One drivers will have to: 


® maintain zero blood alcohol content when driving; 


e drive only when accompanied by a fully licensed driver who has at least 
four years driving experience and who maintains a blood alcohol content 
of less than .05 %; 


® refrain from driving on the 400 series highways and prescribed multi-lane 
expressways; 

@ refrain from driving between midnight and 5 a.m.; 

e display a sign indicating that the vehicle is being driven by a new driver; 

® limit the number of passengers in the vehicle to the number of seat belts in 


the vehicle; and 


@ drive Class G1 vehicles only. 


In order to enter Level Two, new drivers will have to pass a road test of their 


driving skills conducted by a government driver examiner. 


Level Two will last for a period of 12 months. Drivers in Level Two will be 
required to maintain zero blood alcohol content, limit the number of passengers in 
the vehicle to the number of seat belts in the vehicle, and to drive only Class G2 


vehicles. 


At the end of 12 months, Level Two drivers will be eligible to take an advanced 


test which concentrates on the driver’s ability to recognize hazardous situations 
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and to take appropriate actions. Upon successful completion of the advanced test, 


new drivers will be granted a full Class G licence. 


Novice drivers who violate the graduated licensing restrictions will be subject to a 
30 day licence suspension. In addition, novice drivers who are convicted for 
Highway Traffic Act violations will be subject to driver improvement actions at an 


earlier stage under the demerit point system. 


A similar graduated licensing system is proposed for motorcycle riders in Ontario. 


ISSUES RAISED AT GRADUATED LICENSING HEARINGS 
AND COMMITTEE RECOMMENDATIONS 


Class G - Level One 


Level One Entry Qualifications 


To enter Level One, new drivers will have to pass the same written test of their 
knowledge of the rules of the road as new drivers must currently pass in order to 
obtain a learner’s permit. They will also have to meet the same vision and 


medical standards as new drivers today must meet. 


The Committee heard from a number of witnesses who felt that the scope of the 
entry level knowledge test should be expanded to include questions about such 
topics as road sharing and other issues beyond the basic rules of the road. One 
presenter recommended that there be psychological testing of new drivers to 


determine driver attitude and behaviour. 


The Committee is not convinced that a longer test would necessarily be better, 
since the purpose of the entry test is simply to test for basic knowledge so that a 
new driver can begin to learn through experience. Nonetheless, the Committee 
feels it would be useful for the Ministry to review the entry test in conjunction 
with the introduction of graduated licensing, and to consider the possibility of 


adding questions on such matters as road sharing as they relate to the rules of the 
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road. The Committee does not support the inclusion of psychological testing, as 
the benefit of such tests are unproven and, in any event, would be expensive to 


administer. 


The Committee recommends that: 


1. The Ministry of Transportation, in conjunction with the 
implementation of graduated licensing, review the entry level 
knowledge test and consider adding questions on such issues as 
road sharing, as those issues relate to the rules of the road. 


At present, applicants for beginners’ licenses are not required to submit proof of 
their medical fitness, unless they indicate on the application form that they suffer 
from a condition which would affect their ability to operate motor vehicles. The 


vision test is administered by Ministry of Transportation staff. 


It was recommended to the Committee that the entry level vision and medical 
standards be improved by having medical professionals administer vision and 
medical tests. In this way, it was suggested, the Ministry could reduce the 


number of drivers on the roads with poor vision or undisclosed medical problems. 


The Committee, however, was presented with no evidence to show that the 
current test has created a safety concern. In fact, the Committee was informed 
that only one in 6,000 Ontario drivers loses a licence each year because of 
medical problems. Moreover, requiring examinations from medical practitioners 
would increase the burden on Ontario’s health system, or, if a user pay system is 


adopted, significantly increase the cost of obtaining a licence for drivers. 


Accordingly, the Committee does not recommend the adoption of more rigorous 


entry level vision and medical standards. 
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Credit for Driver Education and Mandatory Driver Education 


Drivers in Level One will be able to reduce the period of Level One from 12 
months to eight if they successfully complete an approved driver education course. 
Some presenters argued that, if the credit period was longer, for example, six 
months instead of four, there would be a greater incentive for new drivers to take 
driver education. Others argued that there should be no credit for driver 
education as there is no evidence to suggest that driver education improves road 
safety. Still another view expressed to the Committee was that, despite the lack of 
evidence of its effectiveness, common sense suggests that driver education must 


have some benefit, and, therefore, should be made mandatory for all new drivers. 


While there are valid arguments to be made on both sides of this issue, the 
Committee feels that the proposed four month credit strikes a reasonable balance 
between these competing views. A credit of four months should be sufficient to 
induce new drivers to take driver education, and, at the same time, allow them to 
acquire enough driving experience with an accompanying driver to ensure that 


they do not pose a high risk to other drivers when they enter Level Two. 


With respect to the question of mandatory driver education, the Committee is 
persuaded that driver education, to the extent it is beneficial, is more effective 


when it is taken voluntarily. 


Accompanying Driver Standards 


A Level One driver will only be allowed to drive if he or she is accompanied by a 
person who has a full driver’s licence, who has at least four years driving 
experience, and who maintains a blood alcohol content of less than .05% while the 


novice driver is operating the vehicle. 


Three major concerns were raised in connection with the accompanying driver 


standards. The first issue concerned the requirement that the accompanying driver 
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have at least four years experience. Some presenters argued that the 
accompanying driver should only be required to have two years experience, while 
others felt the requirement should be five years. Several presenters, including 
Committee members, were unclear as to the exact meaning of "four years 


experience". 


Those who recommended that the required experience for an accompanying driver 
should be shorter argued that this would allow more people to act as 
accompanying drivers, thus enhancing the mobility of new drivers and reducing 
the risk of new drivers violating this restriction because they could not readily find 
an accompanying driver. Those who favoured increasing the experience required 
believe this would ensure that young drivers are accompanied by someone who is 


relatively mature and responsible. 


It was brought to the Committee’s attention that safety experts have found that it 
takes from two to five years for new drivers to acquire the skills and judgment to 
make appropriate decisions when faced with hazardous situations. In the 

Committee’s view, requiring accompanying drivers to have four years experience 


is a reasonable compromise between this two and five year period. 


However, the Committee recommends that the meaning of "four years experience" 
be clarified. Subsection 5(1) of the Drivers’ Licenses Regulation requires that the 


accompanying driver be fully licensed. Subsection 5(2) provides that: 


. . a person is qualified to act as an accompanying driver for the 
purpose of instructing a novice driver in the operation of a Class 
G1 motor vehicle if the person has held a driver’s licence for at 
least four years... 


It is unclear whether "a driver’s licence" means a full driver’s licence, or whether 
it includes the G1 and G2 licenses held while a person was in the graduated 
licensing system. Ministry officials explained that the Highway Traffic Act defines 


"driver’s licence" to include a "beginner’s licence". Therefore, a person’s time in 


8 


the graduated licensing system will count toward the four years experience 
required to be an accompanying driver. It is the Committee’s recommendation 
that this intent be made clear in the driver handbook and other materials to be 


distributed when graduated licensing is introduced. 


The Committee recommends that: 


fae The driver’s handbook, and other materials to be distributed 
when graduated licensing is implemented, make clear that the 
accompanying driver must be a fully licensed driver and that he 
or she must have at least four years driving experience, 
measured from the day he or she entered the graduated 
licensing system. 


The second issue raised about the accompanying driver standards was whether the 
accompanying driver should also be required to maintain zero blood alcohol 
content. The benefit of such a requirement would be that it will be easier for 
accompanying drivers to know whether they have zero blood alcohol content than 
it will be for them to know if they have .05% content. Moreover, it could be 
argued that it will be safer to have a new driver accompanied by someone who has 


not been drinking alcohol at all. 


While the Committee sees merit in these arguments, it also recognizes that some 
might view a zero blood alcohol content requirement for accompanying drivers as 
being inconsistent with current Ontario law, which allows individuals to drive as 
long as they maintain a blood alcohol content of less than .05%. In this regard, 
the Committee notes that the Ministry has obtained a legal opinion to the effect 
that a zero blood alcohol requirement for accompanying drivers would be open to 
a challenge under the Canadian Charter of Rights and Freedoms on the grounds 
that such a provision is discriminatory. Accordingly, the Committee does not 


recommend the adoption of this proposal. 


The final issue raised regarding the accompanying driver restriction was the 


question of whether accompanying drivers should be required to take driver 
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education. It was suggested that such a provision is necessary to ensure that 


accompanying drivers have teaching skills, in addition to driving experience. 


As courses in this area are undeveloped and their effect unknown, the Committee 
cannot support this recommendation. However, it should be noted that the 
Ministry has undertaken to develop materials to help accompanying drivers 
become good teachers. And, if graduated licensing creates a market for 
accompanying driver education, then such courses could be developed by the 


driver education industry. 


Passenger Limits 


It is proposed that the number of passengers in a vehicle being driven by a driver 
in Level One be limited to the number of seat belts in the vehicle. Several 
presenters wondered why this restriction was necessary, as they were under the 
impression that Ontario law already restricts the number of passengers in a vehicle 
to the number of seat belts. As a matter of clarification, the Committee notes that 
Ontario law currently provides that as long as all available seat belts in a vehicle 


are being worn, a vehicle may contain more passengers than there are seat belts. 


The Committee received several recommendations for changing the proposed 
passenger restriction. One recommendation was to allow only one passenger in 
the front seat, so as to prevent overcrowding in the front seat and to minimize the 


distractions for new drivers. 


Other suggestions were aimed at reducing the adverse effects of peer pressure on 
young drivers. For example, it was recommended that no passengers be permitted 
in Level One other than the accompanying driver. Another recommendation 
would have allowed a Level One driver to transport only family members. An 
interesting proposal was to allow teenage novice drivers to transport only one 


"novice peer" at atime. The term "novice peer" would be defined as a passenger 
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within four years of the age of the driver and who does not qualify as an 


accompanying driver. 


The Committee has considered all of these proposals, but sees difficulties with 
those aimed at reducing peer pressure. If no passengers were allowed, other than 
the accompanying driver, older novice drivers might be prevented from 
transporting dependents. A restriction which allowed novice drivers to transport 
only family members would be difficult to enforce due to the problems associated 
with identifying members of a family. The "novice peer" concept might be 
confusing to some drivers and could prevent some Level One drivers from 


transporting family members and friends. 


However, the Committee does see merit in the proposal to limit the number of 
passengers in the front seat to one. As mentioned, such a restriction would 
prevent overcrowding in the front seat, and will help to reduce the distractions for 
novice drivers. In addition, this requirement is not too restrictive, and should be 
easily understood and enforced. Since the proposed regulation requires the 
accompanying driver to occupy the seat beside the novice driver, a one passenger 
restriction for the front seat would mean that only the accompanying driver can sit 


in the front seat. 


The Committee recommends that: 


3. The accompanying driver be the only passenger permitted in 
the front seat of a vehicle being driven by a driver in Level 
One. 


Zero Blood Alcohol Content Restriction 


Level One drivers will be required to maintain a zero blood alcohol content while 
driving. Some Committee members raised the possibility of imposing additional 
sanctions on Level One drivers who violate this restriction and who are also under 


the legal drinking age of 19. It was suggested that such measures would serve to 
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emphasize the seriousness of violating the prohibition against drinking and driving 


and would confirm Ontario’s position on this issue generally. 


The Committee, however, concluded that additional sanctions under the Highway 
Traffic Act would not be appropriate, as the problem of underage drinking is an 


issue more closely related to social and health policy than to driver licensing. 


Highway Limits 


Unless accompanied by a licensed driving instructor, drivers in Level One will not 
be permitted to drive on the 400 series highways, or on other designated multi- 
lane expressways. Driving school representatives and driver educators argued 
that, although this restriction might intuitively make sense, their experience has 
been that these roads are safer than two-lane highways where traffic is not 
separated by a median. They noted that, in fact, the high speed highways have a 
lower crash rate per kilometre driven than most other types of highways. These 
presenters felt it would be unsafe to limit the opportunity for novice drivers in 
Level One to acquire experience on high speed roads and then allow them to drive 


unaccompanied on these roads in Level Two. 


While high speed highways in this province are generally well designed from a 
safety point of view, and it is true that they are statistically safer than other 
highways, when crashes do occur on these roads they have more severe 
consequences. Moreover, it is submitted that no driving instructor would begin 
teaching a student to drive on a high speed road before that student is comfortable 
driving at lower speeds. In the Committee’s view, the proposed restriction, based 


on the "walk before you run" principle, is sound. 


Some presenters from rural communities, as well as some Committee members 
from rural ridings, were concerned that the proposed highway limits might cause 
significant inconvenience for rural drivers. In this respect, the Committee notes 


that all 400 series highways and all of the designated expressways have other 
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roads nearby that can be used as alternative routes. If getting to a certain 
destination within a certain period of time is a concern, then the accompanying 


driver in Level One will be able to drive on a high speed highway. 


Midnight to 5 a.m. Curfew 


Drivers in Level One will be prohibited from driving between the hours of 
midnight and 5 a.m. The basis for this restriction is that new drivers are involved 
in a disproportionately high number of fatal crashes occurring after midnight. In 
light of these statistics, some groups recommended that the curfew be extended to 
cover the period from dusk to dawn. Other groups recommended that the curfew 


be extended by an hour or two on either side. 


A dawn to dusk curfew would ensure that new drivers do not drive during times 
of reduced visibility. The difficulty with this proposal, and other proposals to 
extend the curfew, is that, in winter, dusk falls earlier in some areas of the 
province than in others, and a longer curfew will prevent new drivers in those 
areas where dusk falls early from acquiring driving experience for much of the 
year. Besides, the intent of the curfew is not to prevent new drivers from driving 
in periods of reduced visibility. Rather, the intent is to prevent them from driving 
during those hours when, as inexperienced drivers, they might not recognize the 
effects of fatigue. The curfew also addresses the situation where young drivers, 
following a party on a Friday or Saturday night, might be subject to greater peer 


pressures. 


Presenters from rural communities expressed general support for the curfew 
restriction, but asked the Committee to consider exemptions, from both the curfew 
and accompanying driver restrictions, for rural drivers who have to attend night 


classes or who are employed in late night shift work. 
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The problem with exemptions is that they are difficult to administer and enforce. 
In addition, the effect of exemptions is that they allow some drivers to drive in 


conditions which are known to pose a high risk for all new drivers. 


In conclusion, the Committee does not view the curfew restriction to be an issue 
affecting the mobility of new drivers in Level One, since they must be 
accompanied by an experienced driver who could drive during the curfew period 
if necessary. The Committee believes that the proposed curfew represents a 


reasonable balancing of safety and mobility concerns. 


Vehicle Type Limit 


For the duration of Level One, new drivers will be permitted to drive only Class 
Gl motor vehicles. Class Gl vehicles are defined in the Drivers’ Licenses 
Regulation as cars, vans, and small trucks, but do not include Class D farm 


vehicles deemed to be Class G vehicles under subsection 2(3) of the regulation. 


The proposed definition of Class Gl vehicles will mean that new drivers who 
reside on farms will not be permitted to drive farm vehicles deemed to be Class G 
vehicles. Although new drivers are currently not permitted to drive "deemed to 
be Class G vehicles", some Committee members suggested that to continue such a 
limitation would hurt family farms which depend on young family members to 
operate motor vehicles, including farm vehicles. In light of the financial 
difficulties facing small farms, the question was asked whether it would be 


possible to provide limited exemptions to this restriction. 


In the Committee’s view, the potential benefits of such an exemption would be 
outweighed by the negative consequences. From a Safety perspective, the 
Committee’s concern is that an exemption would allow inexperienced drivers to 
operate large vehicles on public roads. As a practical matter, the Committee has 
already noted that exemptions present administrative and enforcement difficulties. 


Finally, there is the possibility that an exemption for farmers might lead to calls 
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for exemptions for other businesses. For these reasons, the Committee does not 


recommend creating an exemption to this restriction. 


However, the Committee also notes that, although drivers in Level Two will have 
the opportunity to gain experience driving Class D vehicles deemed to be Class G 
vehicles, there is a need to provide training to new drivers who wish to operate 


farm vehicles and other large vehicles. 
The Committee recommends that: 


4. The Ministry work with other ministries, including the Ministry 
of Agriculture and Food, and with the driver education 
industry to provide training for new drivers in the operation of 
Class A and Class D vehicles. 


Level One Exit Criteria 


In order to exit Level One, Level One drivers will have to pass a basic road test 
with a government examiner. A number of presenters, including insurers and 
driving schools, felt that Level One drivers should be required to satisfy further 
conditions. These groups recommended that Level One drivers be required to 
maintain a collision and conviction-free driving record for the duration of Level 
One in order to qualify to take the Level One exit test. Another recommendation 
was to require Level One drivers to demonstrate that they have accumulated a 
certain number of driving hours or have driven a certain number of kilometres in 


Level One. 


Requiring novice drivers to maintain a conviction and collision-free record would, 
it was argued, instill respect for traffic laws and the value of defensive driving. 
The Committee, however, sees two difficulties with this proposal. First, the 
imposition of such a requirement could encourage new drivers to avoid driving so 
as to reduce the chances of committing an offence or becoming involved in an 


accident. This result would defeat the purpose of Level One, which is to allow 
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new drivers to gain experience in a low risk driving environment. A second 
problem with the clean record requirement is that it contains a punitive element 
which does not recognize the fact that new drivers often make mistakes due to 
inexperience. Accordingly, the Committee does not support imposing a clean 


record requirement on Level One drivers. 


Requiring drivers in Level One to accumulate a minimum number of hours or 
kilometres driving experience in order to qualify for Level Two could help to 
ensure that new drivers have had enough practice to attempt the Level One exit 
test. Such a requirement, however, would be unworkable, as there is no way to 
verify, other than through the voluntary keeping of a log book, that a driver has 
accumulated the requisite driving experience. Moreover, there is no evidence to 
indicate how many hours or kilometres must be driven by a new driver in order to 


be prepared to take a road test. 


Vehicle Marker 


It is proposed that all Level One drivers display a Ministry approved vehicle 
marker indicating that the vehicle is being driven by a novice driver. The intent 
of this restriction is to create a safer driving environment for new drivers by 


making other drivers more alert around beginners. 


Some private citizens and Committee members were concerned that the marker 


requirement might make new drivers a target for harassment. 


Although the Committee was persuaded that the use of a vehicle marker would 
create a safer driving environment for novice drivers, the Committee does not 
consider the benefits of using a marker significant enough to override the concerns 
raised about its potential adverse effects. Accordingly, the Committee 
recommends that the use of a marker be voluntary. In this way, those who feel 
the use of a marker would provide a degree of protection while they are learning 


to drive may display a marker if they wish, while those concerned about 
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harassment can choose not to display a marker and not be in violation of the 


graduated licensing restrictions. 


However, in light of the Committee’s view on the value of a vehicle marker, the 
Committee also recommends that the Ministry encourage the use of a marker. In 
this regard, the Ministry has indicated that it could provide markers along with the 
new driver materials to be distributed at the time graduated licensing is 


introduced. 


The Committee recommends that: 


Be The use of a vehicle marker in Level One be voluntary, but that 
the Ministry encourage its use. 


Class G - Level Two 


Driver Education Credit 


Unlike Level One, Level Two does not include a credit for driver education. 

Some driver educators recommended that Level Two include such a credit, either 
for taking an advanced training course in Level Two, or, where a new driver did 
not take a basic education course in Level One, for taking a basic course in Level 


Two. 


The argument in favour of providing a credit for taking a basic education course 
in Level Two is that it encourages new drivers who were unable to take a course 
in Level One, due to costs or unavailability, to take driver education before they 


obtain a full licence. 


In the Committee’s opinion, there would be little benefit derived from providing a 
credit for taking a basic education course in Level Two, since most basic 


education courses deal with the skills and knowledge necessary to exit Level One. 
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With respect to providing an advanced education credit in Level Two, in the 
absence of evidence indicating that such courses are effective, the Committee 


cannot recommend that such a credit be given. 


Passenger Limits 


As in Level One, it is proposed that the number of passengers in a vehicle being 
driven by a driver in Level Two be limited to the number of seat belts in the 


vehicle. 


Presenters from the insurance industry recommended that more restrictions be 
placed on passengers in Level Two. For example, the Insurance Bureau of 
Canada recommended that, if a driver in Level Two is unaccompanied, no 
passengers should be allowed in the vehicle. One passenger should be allowed in 
Level Two if that passenger has at least two years experience as a fully licensed 
driver. If the Level Two driver is accompanied by an accredited driving 
instructor, or by a person with at least five years of fully licensed experience, the 


number of passengers should be limited to the number of seat belts in the vehicle. 


This recommendation is aimed at reducing the distractions and peer pressures that 
could result when a novice driver is not accompanied by an instructor or an 
experienced driver. While the Committee does not oppose this recommendation in 
principle, it cannot support it, as it could unduly restrict the mobility of drivers in 
Level Two, particularly those older new drivers who want to transport family 


members. 


Level Two Exit Criteria 


The only criterion proposed for exiting Level Two is that the Level Two driver 
pass an advanced test at the end of 12 months. Representatives of the insurance 
industry recommended, as they did for Level One, that drivers in Level Two be 


required to maintain a collision and conviction-free record during Level Two in 
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order to qualify to take the advanced test. It was also proposed that a possible 
penalty for violating this condition would be to have the Level Two driver revert 
to Level One. Insurers argued that these requirements are even more necessary in 
Level Two, because collisions and convictions occurring in Level Two can no 


longer be said to be beginners’ mistakes. 


Although the arguments in favour of this proposal may be stronger for Level Two 
than for Level One, the Committee still sees difficulties with it. First, if the exit 
criteria for Level Two are made too stringent, some drivers might be stuck in the 
graduated licence system for lengthy periods, which could cause some new drivers 
to disregard other restrictions. A second problem is that, due to the backlog in 
Ontario traffic courts, administrative difficulties could arise when a Level Two 
driver is charged with an offence, but not convicted until after he or she has 
exited Level Two. In addition, requiring a Level Two driver to revert to Level 
One in order to satisfy criteria he or she has already satisfied would not address 
any behavioral problems developed by that driver. Finally, Level Two drivers 
might simply stop driving in order to ensure a collision and conviction-free 


record. 


In conclusion, the Committee believes that the advanced test for Level Two 
drivers will be a better indicator of whether a novice driver is prepared to receive 
full driving privileges. In this regard, the Committee notes that the Ministry is 
currently developing an advanced test for Level Two, in cooperation with an 
advisory group which includes representatives from the driving school industry 


and safety groups. 
Level Two - Additional Restrictions 
In light of the few restrictions in Level Two, some presenters felt it would be 


appropriate to impose the Level One restrictions on Level Two drivers whenever 


they drive without being accompanied by an instructor or fully licensed driver. In 
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this way, it was suggested, there would be a real incentive for Level Two drivers 


to exit Level Two. 


Although it does not oppose this recommendation in principle, the Committee feels 
it would impose too many restrictions on the mobility of Level Two drivers. With 
respect to the question of exit incentives, the Committee notes that the lower 

insurance premiums that come with full licensure will act as a significant incentive 


for Level two drivers to exit Level Two. 


Class G - Other Issues 


Driver Education and Course Content 


The Committee was asked by several presenters whether driver education courses 
would be updated and expanded in conjunction with the introduction of graduated 


licensing, and whether driver instructor standards would be strengthened. 


In this regard, the Ministry has acknowledged the need to update driver education 
materials to support graduated licensing, and has informed the Committee that it is 


working with the driver education industry in reviewing driver education issues. 


The Committee notes that, although the driver education industry is largely 
unregulated at this time, certain standards are in place. Currently, the Ministry 
requires those who intend to provide in-car instruction in Class G vehicles to pass 
a four week training course. This course is offered, with Ministry approval, by 
the Ontario Safety League. Those who wish to qualify as motorcycle instructors 
under the Ministry’s driver certification program, must successfully complete the 
instructor’s course established by the Canada Safety Council. Students who pass 
this course are not required to pass a government motorcycle road test to obtain a 
Class M licence. This course is also offered through the Ontario Safety League. 
Finally, the insurance industry offers insurance premium reductions to new drivers 


who take the standard driver education course, based on the text book Road 
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Worthy, which was jointly developed by the Ministry of Transportation and the 
Ministry of Education in 1985. 


The Ministry has not established standards for driving instructors who only 
provide in-class instruction. In addition, driving schools are not regulated, 
although the Ministry has been encouraging them to establish a system of self- 


regulation. 


While the Committee does not advocate further regulation of the driver education 
industry, it does feel that the introduction of graduated licensing should be 
accompanied by a Ministry review of the standard driver education course, with a 
view to including references to recent improvements in vehicle technology, such 
as anti-lock brakes and air bags, as well as a reference to graduated licensing 
itself. In addition, the Committee recommends that the Ministry work with the 
driver education industry to establish higher standards for the training of driving 


instructors, and to improve the quality of driver education schools. 


The Committee recommends that: 


6. In conjunction with the introduction of graduated licensing, the 
Ministry of Transportation review the content of the standard 
driver education course, with a view to including references to 
recent developments in vehicle technology and to including a 
reference to the new graduated licensing system, and that the 
Ministry work with the driver education industry to establish 
higher standards for the training of driving instructors and to 
improve the quality of driver education schools. 


Permit or Licence 


One safety group recommended that the term "permit" be used in the graduated 
licensing system, rather than the term "licence", so as to emphasize to new drivers 


the fact that they have not yet acquired full driving privileges. 
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The Committee feels little would be gained in adopting this recommendation. The 
terms "license" and "permit" are often used interchangeably and so the distinction 
between the two would likely have little meaning to many new drivers. 

Moreover, adopting the term "permit" would necessitate an expensive review of 
all relevant legislation and regulations to ensure that the term did not conflict with 


existing terminology. 


Enforcement 


Many presenters asked how the graduated licensing system would be enforced and 


whether the proposed method of enforcement would be effective. 


Graduated licensing will be enforced through "secondary enforcement"; that is, it 
will be enforced only when a police officer stops a new driver to investigate a 
Highway Traffic Act offence, or some other matter unrelated to graduated 
licensing. Arbitrary spot checks will not be employed, as they are only permitted 


under the R.I.D.E. program. 


Secondary enforcement is considered effective because of the fact that a large 
portion of the population is law abiding, and because many new drivers will have 
to obtain the permission of another person to gain access to a vehicle. The 
Committee notes that secondary enforcement has proven successful in other 
jurisdictions which have implemented graduated licensing systems, and that the 


concept of secondary enforcement has the support of Ontario police departments. 
Reciprocity With Other Jurisdictions 
A number of private citizens asked whether the graduated licensing system would 


recognize the driving experience acquired by those who move to Ontario from 


other jurisdictions. 
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Currently, Ontario has licensing exchange agreements with all other Canadian 
provinces and territories, and with the United States and Japan. Under the 
proposed graduated licensing system, a licensed driver who moves to Ontario 
from any of these jurisdictions and who has at least two years driving experience 
will qualify for a full Ontario driver’s licence without having to take a test. All 
such applicants will be required to provide proof of their previous licence status 


and driving experience. 


Licensed drivers from these jurisdictions who have less than two years driving 
experience will be able to enter directly into Level Two of the graduated licensing 
system without taking a test. Once these drivers have accumulated two years 
driving experience, they will qualify to take the Level Two exit test and obtain a 


full licence. 


All licensed drivers who move to Ontario from jurisdictions with which Ontario 
does not have a licensing exchange agreement will be required to pass the vision 
test and written test on the rules of the road. Drivers from these jurisdictions who 
have two or more years experience will be immediately eligible to take the Level 
Two exit test. Drivers who do not have two years experience will be given credit 
for the experience they do have. Thus, a driver with less than one year’s 
experience will be placed in Level One until his or her’s total experience equals 
12 months, at which point he or she will be eligible to take the Level One exit 
test. A driver with more than one year’s experience who passes the Level One 


exit test will be placed in Level Two. 


Any driver from another jurisdiction who cannot produce acceptable proof of their 
driving experience will be considered a new driver who must pass through the 


entire graduated licensing system. 


The Committee thinks these provisions will give substantial and fair recognition to 
the experience acquired by drivers in other jurisdictions, and at the same time will 


not compromise the safety of Ontario drivers. 
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Incentives to Exit Level Two 


Since Level Two contains so few restrictions relative to Level One, some 
presenters doubted there were enough incentives for Level Two drivers to exit 
Level Two. 


The Committee notes that the primary incentive for completing Level Two is not 
apparent from the proposed regulations. That incentive is the insurance discount 
that will be available to drivers once they obtain their full licence. Another 
incentive will be the fact that Level Two drivers who, after five years, have not 
passed the Level Two exit test, will be required to re-qualify for Level Two. In 
addition, drivers who stay in Level Two will not be able to obtain Class A, B, C, 
D, E, or F licenses. In the Committee’s view, these incentives, together with the 
Level Two restrictions, will be sufficient to encourage drivers to try for a full 


licence. 


Class M - Level One 


Entry Criteria 


Applicants for a Level One motorcycle licence will be required to pass the same 
written test of knowledge of the rules of the road as applicants today must pass to 
get a motorcycle learner’s permit. They will also have to meet the same vision 


and medical standards as applicants today must meet. 


The question of whether vision and medical tests should be conducted by medical 
professionals was also raised in the context of motorcycle licenses. For the same 
reasons cited by the Committee in the case of Class G licenses, that is, the 
minimal safety benefits resulting from such testing, and the added costs, the 


Committee cannot support this proposal. 


Some motorcycle organizations argued that, in addition to passing the knowledge 


test, new motorcycle riders should be required to pass a basic skills test which 
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tests a person’s ability to balance and manoeuvre a motorcycle. The Ministry, 
however, pointed out that it previously required applicants to pass a skills test in 
order to get a learner’s permit, but was forced to drop this requirement because it 
was too difficult to administer, and because it required applicants to have access to 
a motorcycle and an off-road practice area. It should be noted that, since the 
Level One period is short, there will be an opportunity for skills testing early on 
in a rider’s history. For these reasons, the Committee does not support the 


recommendation to establish a basic skills test for entry into Level One. 


Duration of Level One 


Level One for Class M licenses will last a minimum period of 60 days and a 
maximum of 90 days. After the 60 day period, riders will be eligible to take a 


road test for entry into Level Two. 


In the view of some motorcycle educators, the proposed graduated system for 
Class M licenses provides little incentive to take rider education. They 
recommended that, to encourage the taking of rider education, Level One should 
be extended to six months with an option of reducing that time by four months if a 


rider passes a rider education course. 


The difficulty with this proposal is that, as in the case of driver education for car 
drivers, there is no proof that motorcycle education, by itself, has any effect on 
road safety. Another problem is that extending the Level One period to six 
months would also extend the time a new rider could ride before being tested for 
basic skills, and this might create a safety risk. Finally, a six month Level One 
period would allow new riders to ride during the normal six month riding season 
in Ontario and then simply renew the licence the next spring without ever having 
to pass a skills test. Although this problem could be overcome, for example, by 
limiting renewals to once every five years, this could create pressure for 
exemptions from the renewal restrictions. The Committee, therefore, does not 


support this proposal. 
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Exit Tests 


As in the case of Class G licenses, the question was asked whether new tests 
would be developed for Class M licenses under graduated licensing. Presenters 


also wanted to know who would be authorized to administer these tests. 


Safety organizations and rider educators recommended that the Motorcycle 
Operator Skills Test (MOST II) be adopted as the Level One exit test, and that a 
new test be developed for Level Two. More stringent testing, it was argued, 


would ensure safer riding. 


The MOST II test is a well known and highly regarded test. However, the 
facilities required to administer this test, and similar tests, are not available at all 
Ministry of Transportation examination centres. Since 30% of new riders are 
tested by Ministry examiners, it is essential that all Ministry examination centres 
be capable of administering the new tests for graduated licensing. Adoption of the 


MOST II test, therefore, would not be feasible. 


Motorcycle organizations also recommended that motorcycle instructors be 
authorized to conduct the graduated licensing tests for motorcyclists. This would 
support the rider education industry and save government the cost of administering 
these tests. On the other hand, such a system would require the practices of rider 


educators to be monitored by the government. 


The Committee believes the current practice of allowing recognized motorcycle 
instructors to administer tests should be continued for Level One, and that 
consideration should be given to authorizing such instructors to administer the 


Level Two test, once the final version of that test has been determined. 
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The Committee recommends that: 


Te Government approved motorcycle instructors be authorized to 
administer the Level One exit test, and that consideration be 
given to authorizing such instructors to administer the Level 
Two exit test. 


Engine Size 


Some presenters recommended that an engine size limit be imposed at each level 
of the graduated licensing system for motorcycles. For example, riders in Level 
One could be restricted to riding motorcycles with engine sizes of under 400 c.c., 
and Level Two riders could be restricted to motorcycles under 750 c.c. An 
alternative proposal was to allow motorcyclists to ride motorcycles no larger than 
the motorcycle on which they were tested. For example, if a rider was tested on 
a 750 c.c. motorcycle, the rider would be restricted to riding motorcycles with an 


engine size of 750 c.c. or less. 


While such a recommendation might intuitively make sense, there is no evidence 
linking engine size to fatality rates. The Committee, therefore, cannot support the 


proposal. 


Mandatory Education 


Safety organizations maintain that rider education for motorcyclists has proven to 
be effective. They point to statistics that show that the crash rate for motorcycles 
in recent years has declined while the percentage of riders taking rider education 


has increased. 


However, it was also pointed out to the Committee that the reduced crash rate for 
motorcycles could also be explained by the fact that the number of riders on the 


roads has been decreasing in recent years. Without hard evidence to support the 
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claim that rider education improves road safety, the Committee cannot support a 


proposal to make it mandatory. 


Sanctions for Novice Drivers 


Novice drivers who violate any of the restrictions in the graduated licensing 
system will be subject to a 30 day suspension of their licence, whether they are in 


Level One or Level Two. 


Some presenters questioned the appropriateness of applying the same sanction to 
every violation of the restrictions. It was suggested, for example, that stiffer 
sanctions should be imposed for violations of the zero blood alcohol content 


requirement than for violations of the proposed vehicle marker restriction. 


Other presenters doubted that the 30 day suspension would be sufficient to affect 


driver behaviour. 


Differential sanctions might deter novice drivers from disregarding the more 
"serious" restrictions. On the other hand, a more complex system of sanctions 
could be confusing, and might suggest to drivers that it is acceptable to violate the 
other "low risk" restrictions. The better approach, in the Committee’s view, is to 


regard all restrictions as being of equal value. 


With respect to the question of establishing tougher sanctions, the Committee is 
concerned that tough penalties for the violation of a restriction which is not 
directly related to a person’s driving skill (eg., the passenger limits restriction) 
might not be accepted by new drivers and could encourage further violations. For 
this reason, the Committee has concluded that the severity of the proposed 


sanctions are appropriate. 


Novice drivers under graduated licensing will also be subject to driver 


improvement interventions at an earlier stage under the demerit point system. 
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Demerit points will be given to novice drivers when they violate the province’s 


traffic laws, as opposed to the graduated licensing restrictions. 


Under the demerit point system, a novice driver who accumulates two, three, four 
or five demerit points will receive a notice in the mail setting out the number of 


points and the circumstances under which the person’s licence can be suspended. 


If a novice driver accumulates six, seven or eight demerit points, the person may 


be required to attend a novice group counselling session. 


Novice drivers who accumulate nine, ten or eleven points may be required to 
attend an interview before a Ministry official and to explain why his or her licence 
should not be suspended. If the person does not attend this interview, or cannot 
give a good reason why his or her licence should not be suspended, the Minister 
may suspend the person’s licence for such period as the Minister considers 


appropriate. 


If a novice driver has accumulated twelve or more demerit points, the driver’s 
licence must be suspended. A first suspension under this provision will be for 90 


days and a second suspension will be for six months. 


Finally, it should be noted that when a novice driver has his or her licence 
suspended, the duration of Level One or Level Two, whichever is the case, is 


extended for the period of the suspension. 


Despite arguments made to the Committee for toughening the sanctions for new 
drivers who commit "pointable" offenses, the Committee is persuaded that the 
proposed system of early driver-improvement interventions is the better approach 


to dealing with the bad habits of new drivers. 
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RECOMMENDATIONS 


The Ministry of Transportation, in conjunction with the 
implementation of graduated licensing, review the entry level 
knowledge test and consider adding questions on such issues as 
road sharing, as those issues relate to the rules of the road. (p. 5) 


The driver’s handbook, and other materials to be distributed when 
graduated licensing is implemented, make clear that the 
accompanying driver must be a fully licensed driver and that he or 
she must have at least four years driving experience, measured 
from the day he or she entered the graduated licensing system. 

(p. 8) 


The accompanying driver be the only passenger permitted in the 
front seat of a vehicle being driven by a driver in Level One. 
(p. 10) 


The Ministry work with other ministries, including the Ministry of 
Agriculture and Food, and with the driver education industry to 
provide training for new drivers in the operation of Class A and 
Class D vehicles. (p. 14) 


The use of a vehicle marker in Level One be voluntary, but that 
the Ministry encourage its use. (p. 16) 


In conjunction with the introduction of graduated licensing, the 
Ministry of Transportation review the content of the standard 
driver education course, with a view to including references to 
recent developments in vehicle technology and to including a 
reference to the new graduated licensing system, and that the 
Ministry work with the driver education industry to establish higher 
standards for the training of driving instructors and to improve the 
quality of driver education schools. (p. 20) 


Government approved motorcycle instructors be authorized to 
administer the Level One exit test, and that consideration be given 
to authorizing such instructors to administer the Level Two exit 
test. (p. 26) 
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